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ABSTRACT

As action-oriented organizations, fire departments have traditionally played a
reactive role in public safety, responding to emergencies in progress to protect the lives,
and property of their citizens. The problem is that the world has changed. Increasing
terrorist threats against our homeland and the potential for pandemic or other natural
disasters are shifting the mission and placing new unconventional demands on the fire
department. Meeting these challenges will require strategies to identify and address the

future role of the fire service in homeland security.

This thesis used the Delphi method to explore what this future role might be.
Information, responses, and recommendations from three groups of SMEs were

examined, analyzed, and synthesized to determine key issues the fire service will face.

The future role of the fire service in homeland security will demand the need for
progressive leadership, effective collaboration, intelligence engagement, and the adoption
of a shifting mission that supports preparedness, prevention, response, and recovery of
terrorist attacks. Emerging issues and areas of responsibility to meet new asymmetrical
threats require a response paradigm. This response paradigm in the fire department
should include the ability to adjust service delivery to meet all hazard and homeland

security demands.
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l. INTRODUCTION

A. PROBLEM STATEMENT

As action-oriented organizations, fire departments have traditionally played a
reactive role in public safety, responding to emergencies in progress to protect the lives
and property of its citizens. The industry has enjoyed a long, successful history of
excellent emergency incident management. Usually the first to arrive on the scene,
firefighters take pride in how quickly tactical operations can be deployed to mitigate
emergencies.

The problem is that the world has changed. Tactical, short-term goals work very
well when dealing with ordinary emergencies, but when dealing with the complex and
dynamic threats of terrorism or large-scale disasters, they are woefully inadequate. For
instance, fire departments employing traditional planning methods for emergency
response and recovery were taken by surprise and quickly overwhelmed by the horrific
acts and subsequent deaths of thousands of victims, including 350 first responders, on
September 11, 2001.

Increasing threats against our homeland and the potential for pandemics or other
natural disasters are shifting the mission and placing new, unconventional demands on
the fire department. From this shift to homeland security and disaster preparedness
emerges the realization that firefighters will not be successful employing traditional or
tactical solutions to these complex incidents. Meeting these challenges will require
strategic planning, prevention, and collaboration with other fire departments and first
responders as well as members of the community. This realization is likely to be a
cultural shock to the reactive, quick response quick solution — status quo — vision of
firefighting. However, complex emergent issues demand well-thought-out collaborative
planning.

Furthermore, homeland security experts believe the probability for future terrorist

attacks is imminent. It is, therefore, essential for public safety leaders to develop



strategic plans to meet these demands. Accordingly, fire service leaders should be
developing long-range goals and policies designed to plug current and future gaps in
service delivery.

Additionally, much consideration should be given to the ability of fire service
leaders to effectively manage the changing mission as well as the ability to forecast the
future role of firefighters in homeland security. A basic framework to determine the
future role of fire service in homeland security should include strategies to address the
four goals defined in the revised National Strategy for Homeland Security (NSHS). The
goals of the NSHS include prevention, protection, response, recovery; and the aspiration
to continue to strengthen the foundation of homeland security in order to ensure long-
term success.

In order to achieve these goals, the fire service will need to shift from traditional
status quo service delivery and expand its future role in national strategies for homeland
security. These changes will have the greatest opportunity to succeed if the fire service
establishes its place in homeland security planning and develops a strategy to address

leadership and collaboration challenges.

B. RESEARCH QUESTION

What changes might the fire service make in order to develop a long-term
strategic plan to enhance and support critical missions defined in the National Strategy

for Homeland Security in the next five to ten years?

. How might leaders in the fire service anticipate and plan for strategic
changes in order to support the prevention and protection of — and the
response and recovery from — future terrorist acts?

o What strategy could fire service leaders develop to manage leadership and
organizational challenges to future homeland security needs?

) How could the role of the fire service be expanded to support future
homeland security issues in a changing threat environment?

o What actions would the fire industry need to take to build long lasting
integrated, interdependent collaborative relationships with other homeland
security agencies?

. What are the emerging issues that could be shaping future fire service
homeland security efforts?

2



C. LITERATURE REVIEW

Since the terrorist attacks, an abundance of information on homeland security has
been created around the National Strategy for Homeland Security and the goals of
prevention, protection, response, and recovery (Bellavita, 2005). Several theses have
been written suggesting the need for strategic and mission changes in the fire service
(Doherty, 2004; Flowers, 2006; & Welch, 2006). However, the author was unable to find
literature providing information specific to what the fire service should be doing to
address future homeland security issues. There are some books that predate the 9/11
attacks which address leadership challenges in the fire service, but they tend to focus on
emergency incident management and short-term goals.

On the other hand, perhaps the attempt to separate and distinguish firefighters
from the other first responder community members when looking at the future role of fire
services could prove to be part of the problem. With the exception of specific operational
concerns, emergency response organizations share similar homeland security issues.
These issues include concerns about funding, threats, hazards, borders, interoperability,
intelligence, response, transportation, equipment, and pandemics (Bellavita, 2006).
Additionally, they each face a lack of mission clarity and cultural challenges, and they
each require resources, sustained capabilities, guidance, and leadership (Walker, 2001).
As such, the skills needed to lead and plan for future expectations are no different from
those required of other first responders, the GAO, the Coast Guard, corporate America, or

any other discipline.

Consequently, literature on emerging homeland security issues, emergency
management, intelligence collection, and national strategies and policies can provide
insight and are applicable to the fire service. Since 9/11, a number of theses have been
generated focusing directly or indirectly on the need for strategic and adaptive change.
Relevant aspects of these perspectives will be evaluated and synthesized into this
literature review. In addition to these, there is an abundance of literature that is universal
to all disciplines on leadership, strategy, capability, cultural challenges, team building

and change management.



1. Leadership Challenges
a. Leadership

Carter and Rausch’s book, Management in the Fire Service, is a basic
management book tailored to the specific functions of the fire service. Although the
book focused heavily on incident response and mitigation, there is an entire chapter
dedicated to fire department service beyond firefighting. However, most of that chapter
dealt with emergency management and mitigation of non-fire emergencies such as
emergency medical services, confined space, and hazardous material. The author did
address the importance of building relationships with local, state and federal first
responders in order to better mitigate a major disaster. Some of this information could be
used in establishing specific partnerships with members of the community. Carter and
Rausch also addressed labor relations, civil rights, and diversity (1999). The book failed
to mention growing pains or issues associated with an adaptive environment. Since the

book was published in 1999, there is hardly any mention of threats of terrorism.

In their book Leadership on the Line, Harvard University Professors
Ronald A. Heifetz and Marty Linsky discussed why leadership is so dangerous, how
people fail at it, and how some leaders contribute to their own demise when orchestrating
change. Authorities resolved technical challenges by applying current expertise. An
adaptive leader will coach the people with the problem to resolve the issue. Linsky is
very passionate in his belief that when people expect the authority to resolve adaptive

problems they end up with dysfunctional leader ship (Heifetz & Linsky 2002).

This line of thinking is exhibited by the behavior and characteristics of
managers in the fire industry. There is a prominent problem on the company officer and
mid-management level. Some leaders in the fire service believe this dysfunction exists
because the hierarchical structure of the organization causes most decisions to be made

by upper management.

A study completed by Fire 20/20, a research and education nonprofit
organization dedicated to uniting fire and Emergency Medical Services (EMS)

stakeholders to recruit and retain a qualified, inclusive, competent fire and EMS
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workforce by the year 2020, reported that members of the fire department exhibit a
number of dysfunctional behaviors that are present throughout the fire service including
supervisory neglect, indifference, inappropriate work place behavior, lack of policies and
procedures, failure to enforce existing policies, nepotism, etc. These dysfunctional traits
are perpetuated by managers and supervisors throughout the industry (FIRE 20/20, 2007,
p. 24).

Similarly, Denise F. Williams, a Colonel in the United States Army,
described leaders who take part in destructive behaviors and cause harm to the
organization as “toxic leaders.” The Williams report went on to identify the
characteristics, behaviors, and types of toxic leaders, which she reports are prevalent
throughout the U.S. Army (2005).

b. Strategy

According to Dr. Christopher Bellavita, a professor at the Naval
Postgraduate School (NPS), managers focus on what is, while leaders look forward to
what should be (2006, p.2). For purposes of this paper, strategy will refer to a carefully
devised plan of action to identify and achieve long and short-term goals in order to
sustain the nation’s homeland security efforts (Walker, 2001). The National Strategy for
Homeland Security defined strategy as an effort to mobilize and organize the nation to
secure the United States homeland from terrorist attacks (Office of Homeland Security
[OHS], 2002). Carter and Rausch’s references to strategy apply to short-term emergency
incidents attack approaches (1999).

Bellavita pointed out that those who are interested in the future have an
obligation to know something about the past (2006). Homeland security’s past includes
lessons learned and the strategies, policies, programs, and processes that are currently
shaping efforts to protect America. Therefore, initiatives to formulate a plan of action for
securing the homeland in the future should start with a review of the literature identifying

related goals and objectives already in place, such as the National Preparedness System.



Six basic documents comprise the National Preparedness System. They
are the National Preparedness Goal (NPG), the National Planning Scenarios (NPS), the
Universal Task List (UTL), the Target Capabilities List (TCL), the National Response
Plan (NRP), and the National Incident Management System (NIMS) (Clovis, 2006).
Literature within these documents defined goals, objectives, and critical missions that can
be used to explore the future role of the Fire Department. Homeland Security
Presidential Directive 8 (HSPD), the National Strategy for Homeland Security (NSHS),
which has been revised and will be discussed later; and HSPD-5, offer a broader
framework for homeland security. In fact, most of these documents are too broad and
unspecific. Some provided perimeters that could limit an organization’s role in homeland
security by marginalizing them to specific functions; such is the case with firefighters
being limited to response and recovery. In this case, the fire service was not included in
the prevention pillar of the NSHL. None of the strategies provided guidance on adaptive
and/or cultural changes, though they are all essential to establishing the foundation of this

thesis.

C. Expanding Role of Firefighters

The need to expand and enhance the role of firefighters in prevention and
mitigation of emergencies has not only been demonstrated by past large-scale disasters
but is supported by the National Strategy for Homeland Security (NSHS). The NSHS
requested mobilization and organization of Americans to create a culture of preparedness
to fight terrorism (Office of the President, 2007). In his letter to Americans in which he
introduced the NSHS, President Bush explained that homeland security must be a shared
responsibility of the entire nation. Aspects of the NSHS could serve as a guide for fire
service leaders to develop a framework designed to expand the role of firefighters to
prevent terrorist attacks and both natural and man-made disasters (Office of the President,
2007). Conversely, a comprehensive review of this document revealed the exclusion of

the fire department in five of the six critical missions.

The NSHS critical mission “Intelligence and Warning” expressed the need

to detect terrorist activities, but it does not include firefighters, citizens, or even law



enforcement in its recommendation. This view is supported by Mark Lowenthal, whose
book on intelligence supported the exclusion of firefighters by omission (2006).
Although he drew an obvious distinction between intelligence and information, he clearly
assumed only law enforcement or federal intelligence agents are able to collect
information. Most literature the aspect of prevention and protection under the NSHS
referred to the intelligence and law enforcement community. The detection of
intelligence information is usually limited to the Intelligence Community (IC), which

often even excludes local law enforcement.

However, the National Intelligence Strategy (NIS) called for a shift from
status quo intelligence to a transformation of the IC through the doctrine of integration
(U.S. Department of Homeland Security [DHS], 2005). In the NIS, the IC is specifically
directed to attract, engage, and unify an innovative and results-focused IC workforce. The
NIS recommended a paradigm shift in the intelligence process (DHS, 2005). One such
paradigm shift could include the expansion of the reporting of information of intelligence

value to include local fire departments.

d. Adaptive Changes

The fire department is known as an organization with hundreds of years of
tradition unimpeded by progress. It is an industry widely known for its rigidity and
extreme resistance to adaptive change. Adaptive change refers to an organization’s
ability to assess and alter current processes and/or outputs to meet a change in demands
or the environment. In the book, Organization Behavior, the authors claimed that in
order for planned change programs to be effective employees must be aware of the need,
believe in its value, and be willing to change their behavior (Hellriegel, Slocum, &
Woodman, 1998). Firefighters have not been convinced of the need or value of changing

their behavior.

According to Heifetz and Linsky, the single most common source of
leadership failure in politics, community life, business or the nonprofit sector is that
people, especially those in authority, treat adaptive challenges like technical problems

(2002). Leaders approach issues from either a technical point of view or an adaptive
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point of view. The book described the difference between these two points, and it clearly
identified the danger of adaptive leadership. It also offered some suggestions on how to

avoid obstacles and navigate changes of a non-technical nature.

Another prominent school of thought congruent to Heifetz and Linsky is
the idea that cultural impediments to change may be hindering homeland security in
general and the ability to meet the expectations of the critical missions defined in the
NSHS specifically.  In his thesis describing collaboration, communication, and
information sharing challenges in Utah, Robert L. Flowers, a graduate of the Naval
Postgraduate School, explained that purchasing equipment for first responders without a
strategy for change is wasteful and will not fix the problems (2006). Bellavita confirmed
the need to manage change when he states that the next significant national event will
create an environment that supports if not demands substantial changes (2006). He is not

alone in this prediction.

Vincent J. Doherty, in his NPS thesis, Metrics for Success: Using Metrics
in Exercises to Assess the Preparedness of the Fire Service in Homeland Security called
for a major conceptual change in order for first responders to become more prepared for
any hazard (2004). Alicia L. Welch, in her thesis Terrorism Awareness and Education as
a Prevention Strategy for First Responders, expressed the need for a complete revamping
of existing policies, training, and response duties if the fire department is to be effective

in homeland security (2006).

In contrast, some believe that adequate funding, equipment, and training
for state and local first responders would solve future homeland security needs (Gilmore
Commission, 2003). Most leaders in the fire service throughout the United States focus
on tools and equipment as opposed to change management (J. Harmes, personal
communication, 2007). Moreover, this belief is demonstrated in the criteria for the Fire
Act Grant process, which leaves no provisions for adaptive change or leadership
initiatives (Federal Emergency Management Agency, Fire Act Grant).



2. Cultural Challenges

Heillriegel defined organizational culture as a multifaceted system of shared
beliefs, expectations, ideas, values, attitudes, and behaviors (Hellriegel et al., 1998).
Edgar H. Schein defined organizational culture as a pattern of shared behavior based on
assumptions that the group has learned as it solved its problems. These assumptions have
proven to be valid and therefore can be taught to new members as the correct way to
perceive, think, and feel (Schein, 1985). Schein’s views have been supported by other
experts who also believe that organizational culture develops as a result of external
adaptation and survival, as well as internal integration (Hellriegel et al., 1998).

Heroism and courage are beliefs and expectations shared by all firefighters. A
firefighter who dies in the process of rescuing a citizen is viewed as an honorable hero
who made the ultimate sacrifice. However, the majority of injuries to and deaths of
firefighters do not occur during attempts to rescue citizens or mitigate an incident.
Rather, emergent causes are risky behaviors and the refusal to adhere to directives
administered by authority figures. Moreover, a slowly increasing perception among fire
service leaders is the belief that a culture that supports impulsive behavior, intolerance;
machismo, invulnerability, anti-authority, and lack of accountability are major
contributors to firefighter injuries and deaths (International Association of Fire Chiefs
(IAFC), 2002).

In spite of this, few leaders consider that these same behaviors are a major
hindrance to integration, cooperation, and collaboration with outside agencies and other
public safety organizations as well. Instead, they continue to fix these cultural issues
with technical solutions despite the fact that several technical reference models have

failed to improve communication and collaboration (Tolk, 2003).

D. SIGNIFICANCE OF RESEARCH

This research project will add to a very limited body of knowledge specific to the
future role of the fire industry in support of the National Strategy for Homeland Security.
It will identify emerging homeland security issues facing the fire service in the next five

to ten years and provide strategies to address those concerns. Immediate consumers of
9



this project include fire departments, law enforcement and other first responders.
Homeland security leaders, including members of the intelligence community, fusions
centers, and Joint Terrorism Task Force (JTTF) could also benefit from the results of this

research through improved and increased situational awareness.

E. METHOD

The Delphi Method was used in this study to elicit expert opinions in a
systematic, confidential manner to explore the future role of the fire service in homeland
security (Thomas, 2007). This research process requires the use of a multi-round survey
process to structure confidential groups communicating around a complex issue (Thomas,
2007).

Questions were initially created based on interview responses from two select
groups: Four members of the International Association of Fire Chiefs (identified as FC-A
through D) and five NPS cohort members of the fire service (identified as Cohort).
Information was gathered from the FC group by email responses, face to face, and

telephone interviews.

Both groups of subject matter experts were asked questions using open-ended
questions to glean information on their experiences, perceptions, opinions, feelings, and
knowledge relating to homeland security (Hocevar & Wollman). Responses from the FC
group were synthesized into categories and constructs based on the results of open
coding. This information was then evaluated, analyzed, and used as a guide to determine

the concepts and variables to be measured during the Delphi study.

The first round of questions was then developed based on the analysis of
responses and was presented to a second set of subject matter experts who agreed to be
participants of the Delphi study. These members, identified and color coded as DM-1
through DM-6 were queried with three different rounds of questions. Each set of
questions was derived from DM members’ responses to the previous questions.

10



The result of this study provides valuable insight into the future role of
firefighters in homeland security. Additionally, the data supports the idea of developing

a strategy to expand the fire service mission beyond response and recovery.

F. CHAPTER OVERVIEW

Chapter | has identified problems with applying tactical short-term goals to
prepare for, prevent and mitigate complex, and unconventional threats of terrorism, or
large scale disasters. It suggests that these dynamic events require innovative
unconventional approaches to meeting the goals of the National Preparedness Systems,
and has asserted the need for fire service leaders to anticipate and explore its role in
homeland security in the next five to ten years; develop long range strategies to support
the NSHS; manage mission shifts, and it addresses leadership and cultural challenges.

This chapter also discusses relevant literature.

Chapter Il examines historical approaches to leadership and homeland security
leadership challenges to strategic planning and adaptive changes in the fire service. It
discusses why these may present problems in dealing with new asymmetrical threats of
terrorism. It questions whether traditional autocratic or transactional leadership styles
and the organization’s scalar structure of the past five decades should be modified to fit
today’s homeland security needs. This chapter examines collaboration barriers to
prevention, preparedness and response to terrorist attacks and major disasters. It also
discusses the need to develop strategies to build collaborative relationships and examines

a successful non-emergency statewide collaborative effort.

Chapter 111 is an analysis of Phase 1 of a two part Delphi mixed method process.
Three groups participated in this process: (a) four fire chiefs (FC); (b) five members from
the fire discipline enrolled in NPS (Cohorts); and (c) six fire service alumni of the NPS
program (Delphi members or DM). This chapter describes how members of the three
groups were selected. It discusses how initial questions were developed, responses
grouped, categorized, and prevailing themes identified. Using open first order and
second order coding, an analysis exploring patterns, themes, conflicts, and problems

associated with responses to emerging issues is presented. This analysis discusses the

11



fire service’s leadership, cultural, and collaborative challenges as well as the fire service
role in prevention and detection of terrorist acts. Key areas of concern identified from
this analysis include response capabilities, intelligence, leadership, and collaboration.
These prevailing themes were used to create questions for Phase 2.

Chapter 1V is an analysis of Phase 2 of the two-part Delphi process. Opinions
expressed by DM members in Phase 1 generated additional interesting ideas that gave
rise to a second set of questions sent to the same DM group. Responses to questions
about the fire service role in homeland security as it relates to intelligence, leadership
issues, and collaboration are grouped, coded, and examined using the same system as
described in Phase 1. Analyses of these responses were used to form the conclusion and
recommendations described in Chapter V.

Chapter V offers conclusions based on responses to emerging issues in the fire
service: leadership challenges, collaboration barriers to partnerships, and whether to
expand the fire service role to include prevention and detection of terrorism. The author
used the synthesized views of these subject matter experts to explore strategies and make
recommendations on the fire service’s role in homeland security in the next five to ten

years.
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Il. LEADERSHIP ROLE IN HOMELAND SECURITY

After action reviews and the subsequent development of national homeland
security strategies have validated the need for the fire service to redirect its mission,
anticipate and navigate change, build partnerships, and identify and eliminate barriers to
collaboration (DHS, 2005). To do this, the industry will need to create proactive and
preventive strategic plans designed to engage the community, other first responders, and
public, private, and non-profit stakeholders. Navigating these adaptive changes will
require collaboration and strong, progressive leadership from all areas of the fire service

but most assuredly from the fire chief.

A LEADERSHIP/STRATEGIC THINKING

Much has been written on the management function of leading and the role of
leaders in an organization. Indeed, do a search for the word leadership and Google offers
180,000,000 search sites. This list includes the research of scholars, psychologists, and
executive leaders of public, private, and nonprofit organizations who offer many concepts
and theories (Cochran, 2006). An entire thesis could be written on the various views of

leadership.

The scope of this paper is not intended to address these assorted leadership styles
and approaches. Rather, it will examine historical approaches to leadership in the fire
service and homeland security leadership challenges to strategic planning, adaptive

changes, collaboration, integration, and interoperability in the fire service.

1. Historical Approaches

In his book Strategic Planning for Public and Nonprofit Organizations, Bryson
argued that it is helpful for an organization to look forward by first looking backward
(2004, p. 138). Likewise, a historical review of leadership in the fire industry should
prove to be a useful technique for measuring effectiveness and determining the path of

future leadership.
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Traditional leadership in the fire service has been modeled after the military
leadership style practiced during World War 11, the Korean War, and the Vietnam War
(Cochran, 2006, p.16). This model includes three basic leadership styles: autocratic,
democratic, or laissez-faire. Through the years, these leadership styles have been used by
fire chiefs, chief officers, and managers of individual fire stations. Of the three styles,
democratic leadership has proven to be more successful in most situations in the fire
service (Cochran, 2006, p.16).

However, many fire chiefs believe adhering to the paramilitary organization
structure mandates the use of authoritative leadership (Shepard, 1999). This assumption,
which is likely based on the historical tradition of past chiefs, who practiced autocratic

leadership, is still prevalent today.

Most fire departments operate in a scalar, paramilitary, pyramidal structure.
Authority is centralized at the top where decisions are made and information is
transmitted from the top down in an uninterrupted chain of authority or chain of
command. This allows decisions to be made at the top of the structure, information to be
filtered down, and standard operating procedures to be implemented uniformly
throughout the organization (International Fire Service Training Association (IFSTA)
1989, pp. 11-25).

During the past five decades, fire service leaders have been able to navigate
successfully in this pyramidal environment. Traditionally, scalar structures have worked
well in emergency and non-emergency situations. Organizational standards such as unity
of command, span of control, division of labor and discipline serve as sound management
principles (IFSTA, 1989). Basic strategies and tactics are effectively executed on the fire
ground. The span of control is kept manageable, information is centralized, and the chain
of command is maintained. However, in today’s era of “lone wolf” terrorist, leaderless
groups, Al Qaeda cells, and threat networks where extremists, defeated in one area,
regenerate elsewhere as if they were starfish should this system be modified?

In the book The Starfish and the Spider — The Unstoppable Power of Leaderless

Organizations, Ori Brafman and Rod A. Beckstrom argued that there is a great deal of
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power in leaderless groups (2006). The authors used a series of leaderless groups to
demonstrate the power of a decentralized organization. Alcoholics Anonymous (AA),
founded by Bill Wilson, is an example of how an organization can flourish when there is
no appointed leader. AA has been in existence since 1938 and has over two million
members. Any party of two or more people can start a group and the only requirement
for membership is a desire to stop drinking. The program has twelve steps and twelve

traditions. The traditions are written for the sole purpose of keeping the group leaderless.

AA is analogous to a starfish. Brafman and Beckstrom explained that when an
arm is severed from a starfish, the fish grows another arm, and in some types of starfish,
the severed limb becomes another starfish (2006). There is no leader or head of a
starfish; in order for it to move one of its arms, it has to convince the other arms of the
idea. The same is true for AA, where decisions are made by group consensus. By
contrast, the spider does have a head (leader) If a spider loses one of its legs, it may be
able to continue to live, but if the spider’s head is cut off, it will cease to exist (Brafman
& Beckstrom, 2006, pp. 33-35).

In the case of the global war on terrorism, when attacked, decentralized
organizations become even more decentralized (Brafman & Beckstrom, 2006, pp. 33-35).
Instead of dealing with one terrorist group, the United States is confronted with a
multitude of groups that share a common desire to attack democracy and thus the United
States. Public safety and military organizations in America, although multi-tiered, are
centralized structures struggling to fight non-state terrorists operating without clearly

defined leadership.

Furthermore, according to James R. Locker 111, Executive Director of the Project
on National Security Reform, the National Security System, used by the president and
funded by congress to manage national power, do not permit the agility required to
protect the United States and its interests (2008, pp. 19-27).

This system was based on lessons learned from World War Il and designed to

fight the Cold War. Current exposure to terrorism and terrorist cells is vastly different
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from exposure during the Cold War. These threats demand more effective
communication and a common vision and organizational culture (Locker, 2008, pp. 19-
27).

The combination of the effects of this new form of terrorism and its increasing
threats globally and domestically along with natural disasters and potentials for pandemic
health crisis are forcing leaders to realize the need for a new way of thinking. More than
ever, these disruptive events are creating the need for transformational leadership,
collective leadership and strategic thinking across the board (Weeks 2007; Welch, 2006).

Since terrorists are not operating from a centralized posture and since according to
Brafman and Beckstrom the best opponent for a starfish organization is another starfish,
first responder, military and intelligence communities should closely examine the effects,
or lack there of, their organizational and leadership structures have on homeland security
(2006). For instance, in the fire department is there a fundamental or cultural obstruction,
ingrained in the traditional leadership and organizational structure of the fire department
that hinders collaboration, partnership, adaptive change, collective leadership, and thus

homeland security?

2. Organizational Structure and Leadership

Although the paramilitary environment in the fire service has served leaders well
in both emergency and administrative capacities, it has also presented challenges and
contributed to a rigid culture that is unwilling to change (Week, 2007). Some of the
disadvantages of strict adherence to this paramilitary structure include the lack of
flexibility, progress, inclusion, innovation, and teamwork involved in the decision-
making and planning processes. Decisions, strategies, goals, and objectives are
determined by those at the top of the pyramid. The lack of flexibility results in an

inability to adjust to a growing and changing environment (Doherty, 2004).

According to James MacGregor Burns, leadership can be divided into two
fundamentally different types: transactional and transformational.  Transactional

leadership is based on an exchange of values. It is a “quid pro quo” system where a
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relationship is established based on the agreement that rewards will be given for a certain
level of service or participation (Burns, 1979, pp. 19-20).

In the fire service, the reward may be in the form of a promotion, appointment,
reassignment, or some other form of acknowledgment (Weeks, 2007). As long as the
rules are followed, firefighters and company officers have very little contact with the fire
chief or in some cases, other chief officers. Transactional leadership does not allow for
expansion, innovation, or strategic thinking (Weeks, 2007). Transactional leadership is
common in the fire service where meritocracy is sometimes the end result and strategic

change is not encouraged (Weeks, 2007).

In many departments, the rank and file is often not included in the planning
process. As a result, some of these members are uncomfortable with sending ideas up
the pyramid. In some cases, use of the chain of command suppresses the flow of
innovative ideas and strategic thinking on the company officer and firefighter level. This
could be due in part to unresponsiveness or lack of empowerment. At any rate, since in
some cases meetings are only attended by chief officers, and since chief officers tend to

agree with the fire chief, there is danger of creating a group think environment.

Perhaps as a result of this restrictive chain of communication, company officers
and middle managers expect the top brass to resolve both easy and complex problems.
Whether it is intentional or because of the power structure, these officers make few
decisions. This restrictive behavior also limits participation and collaboration with other
members of the first responder community. Participation in the planning process
facilitates communication, synthesizes interests and values, and promotes successful
implementation and accountability (Bryson, 2004, p. 6). David Butler, quoted in the
book The Leadership Challenge by James Kouzes and Barry Posner, supported the need
to give people on the front lines proper vision, training, and responsibility so they can act
on decisions (1995, 12; Welch, 2006).

Consequently, the pyramidal chain of command structure and the practice of
traditional autocratic and/or transactional leadership style could obstruct an

organization’s ability to grow and meet current expectations on a fundamental level
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(Weeks, 2007; Welch, 2006). It stifles progress, cuts off opportunities for other members
of the organization, as well as outside agencies, to contribute, and it could obstruct the

organization’s ability to adapt to a changing environment and/or prepare for the future.
3. Leadership Failures/Successes

However, some may point out that the pyramid chain of command structure, in
several cases, has not stifled the progress and advancement of good leadership in certain
organizations.  Quite the contrary, there are some leaders operating within the
paramilitary structure, who are able to influence followers to sacrifice self-interest for the

good of the group, and go far beyond transactional boundaries.

These leaders seek solutions from the lowest level upward because they practice
transformational leadership. Transformational leadership is a relationship of mutual
stimulation and elevation that converts followers to leaders. Transformational leaders
behave in ways that make themselves role models, motivate and inspire others, and
approach situations in new ways (Burns, 1979, pp. 19-20). This model, if executed, could

turn followers into starfish.

Some leaders have made marked progress towards empowerment and
decentralization within the pyramid environment of their organization. New York Police
Chief Bill Bratton provides an example of how to demonstrate exceptional tipping point
leadership in spite of the system and its culture.

In the book Blue Ocean Strategy W. Chan Kim and Renee Mauborgne introduced
this concept to describe organizations or businesses that have expanded outside of normal
competition to create new territory or new ideas (2005). The gist of the matter is that
“Blue Ocean Strategy” operates outside of the known market or today’s existence by
applying strategic principles that are effective in spite of the status quo. Tipping point
leadership is based on the principle that in any organization there are people, acts, and

activities that exercise a disproportionate influence on performance (Kim & Mauborgne,
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2005, p.151). In tipping point leadership, leaders demonstrate to managers how to
overcome political, financial, cultural, and morale hurdles to identify and capture future
ideas today.

Chief Bratton’s accomplishments serve as an excellent example. In 1994, as the
recently appointed police chief, Bratton inherited the entire gamut of problems. New
York City had one of the worst crime records in the country including, but not limited to,
murders, muggings, armed robberies, and Mafia hits. The department was entrenched in
turf wars and politics. Additionally, morale was extremely low, confidence and trust was
clearly lacking, and budget cuts had stripped the police department. Using tipping point
leadership, in less than two years Bratton was able to overcome all of these obstacles to
create a “Blue Ocean Strategy” that changed police status quo operations and turned New
York City into the safest large city in the United States (Kim & Mauborgne, 2005, pp.
148-150).

He accomplished this by creating a revolutionized policing strategy that has been
adopted by law enforcement organizations through out the United States. Although he
operated in a paramilitary, centralized environment, he pushed responsibility and
accountability down to every level. At regularly scheduled meetings, he made his leaders
responsible for any crime activity in their precincts; this was unheard of. How could
someone make law enforcement responsible for a criminal’s action? His managers had to
accept responsibility and give be accountable in front of their peers and others.
Moreover, he put managers back in touch with the public. They were required to ride the

subway—at night no less. The effects of Bratton’s actions were astounding!

There are several schools of thought on the cause or source of leadership
successes and failures. According to Kouzes and Posner, a leader must accomplish five
basic things to succeed and get “out of the box” performance from members of an
organization: challenge the process, inspire a shared vision, enable others to act; model
the way, and encourage the heart (Kouzes & Posner, 1995, p. 12). Leaders must

challenge the process by moving the fire service beyond the status quo to a level of
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proactive strategic performance. They must inspire a shared vision by engaging and
soliciting participation in the planning process from the rank and file, chief officers, and

other stakeholders.

In the case of the fire service, the mission and vision, though somewhat similar to
the past, has changed since 9/11. But there have not been any formal revisions (Weeks,
2007; Welch, 2006). The result of engaging firefighters from every rank as well as
stakeholders to participate in the planning process will enable and empower them to act
and make decisions. These leaders will demonstrate or model the way for others to ensure
resilience and the positive succession of up coming leaders. Leaders must encourage the
heart, by keeping the goals up front and attainable. Just as most firefighters are inspired
and encouraged to participate in fire prevention to reduce the number of fire deaths,
going forward, leaders must stay connected to all stakeholders, in order to encourage the

heart.

Bryson’s definition of leadership is congruent to Kouzes and Posner’s. He
defined it as “the inspiration and mobilization of others to undertake collective action in
pursuit of the common good” (2004). Although this definition is used to describe a single
leader, leadership in public and nonprofit organizations is a collective endeavor involving
many people and many roles. Bryson argued that leading is a strategic thinking plan and
that there is not a plan unless the leader is actively involved and is leading the plan;
otherwise it is not going to work (2004, p. 26). According to him, lack of leadership is the
reason most strategic plans fail. Likewise, it is leadership, not the plan that accounts for

60 percent of organizations’ successes (2004, p. 298).

On the other hand, Heifetz and Linsky believe the most common source of
leadership failure in politics, community life, business, or the non-profit sector is that
people in authority treat adaptive challenges like technical problems (2002). Leaders can
resolve technical problems by applying current know-how, but when it comes to adaptive
issues, the leader should create a collaborative environment and coach the people with the

issue to resolve the problems (Heifetz & Linsky, 2002).
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This explains the leadership issues in some fire departments where the fire chief
makes all of the decisions and the solutions are designed to correct operations issues.
The lack of strategic thinking and planning keeps the organization struggling to react as
problems occur. The custom of top management making all of the decisions and dealing
with all issues as operational problems results in dysfunctional leadership. On every
level, firefighters, station officers, and chief officers are uncomfortable making decisions
and resolving issues. They look to the next level of command to deal with the concern.
This behavior, or more appropriately this culture, has been created and perpetuated by
fire chiefs who employ an autocratic leadership style. Many of these chiefs are simply
duplicating the shared values and beliefs that were passed on to them by previous chiefs.

However, Bratton represents the exception rather than the norm. Instead of
creating tipping point leadership or “Blue Ocean Strategies,” most public safety
organizations are led by transactional, autocratic leaders who only expect subordinates to
uphold their end of a predefined agreement. Under strict chain of command and
pyramidal organizations, members are rarely considered or invited to participate in any
planning or decision-making processes (A. Welch, personal communication April 10,
2008).

Brafman and Beckstrom claimed, and many agree, that the people in positions of
power need to understand that great ideas come from the people who are closest to the
idea (2006). In the fire service, this means including people who have the best

knowledge and experience as opposed to those with the highest rank.

A quick glance at the roster of the alumni members and current participants of the
Center for Homeland Defense and Security Master’s Degree Program provides good
examples of the aforementioned theory. These members are innovative strategic thinkers
and leaders who may or may not have the title of chief officers but who certainly can
contribute to homeland security in all levels of government. However, in some fire
departments, which are based on rank and command structure, they are not even

considered to participate in homeland security initiatives.
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In addition to the organization’s failure to take advantage of its subject matter
experts, this lack of inclusion and mentoring of rank and file members creates gaps in
experience and lengthens the learning curve of newly promoted officers when senior
chief officers leave the organization. In the next five years, as members of the fire
service who are “Baby Boomers” will retire, this could present a serious problem.
According to one of the survey participants, DM-4, traditionally, fire departments do not
have built-in management and supervisory mandates for newly promoted officers to
correct this problem. Emerging leaders who lack both administrative and operational

experience could make decisions that are deadly and costly to the organization.

In one particular case, after action reviews of an incident that led to the death of a
firefighter revealed that the administrative decision of a newly appointed assistant chief
to disregard seniority and experience when staffing units resulted in the response of a fire
company where the senior member had less than five years experience. Many who
participated in the lessons learned process of this incident believe, in this case, that the
lack of experience likely contributed to the tragedy. DM-4 argued, the lesson here is this:
It is essential to empower emerging leaders early in their career before they assume a

formal role of leadership.

On the other hand, some might reason that since leadership in the fire industry is
based on leadership styles of old and since these styles should be revised, the retirement
of senior members who practice these styles will impact the organization positively. One
fire chief views attrition as a positive action and believes that retirement of some senior
members will open doors that allow for better recruitment, retention, and career
advancement of innovative employees wishing to advance the vision and mission of the

organization.

4. Adaptive vs. Technical Solutions

The focus and value placed on technical experience and operational solutions is
another organizational issue that is ingrained in the fire service culture that could hinder
collaboration, partnership, adaptive change, collective leadership and thus homeland
security. In some fire departments, a leader’s worth is often measured by the number of

fires they have fought and certifications they have achieved. High angle roper rescue,
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smoke divers, trench rescue, and hazardous material are just a few of the technical
training and certifications available. Training and certifications are extremely important,
and members who are trained have successfully contributed to the mitigation of a

countless number of emergency response incidents.

Nevertheless, the problem with relying mainly on technical experience is that the
environment has changed; it is more disruptive, and is too complex to be solved by
technical application alone. The following is just a sample of why technical application

cannot be used to address today’s issues:

. Will not work on homeland security and all hazard problems
. Tend to be short term and reactionary

. Not conducive to strategic thinking and planning

o Does not allow for expansion or broader view

o Risk decreasing instead of increasing public value

According to Ronald A. Heifetz and Marty Linsky in their book Leadership on
the Line, there is the tendency to treat adaptive problems with technical solutions (2002).
Technical problems are problems that people have the necessary know-how and
procedures to resolve quickly. This application does not work when facing an adaptive
problem. There is a list of problems that cannot be resolved by authoritative and
administrative means, or even standard operating procedures (Heifetz & Linsky, 2002, p.
14).

Consider this as an example of technical versus adaptive change. An electrical
shortage causes a fire in a citizen’s attic. The fire department arrives, has the electricity
shut off, and extinguishes the fire. This is an example of technical solution that
successfully resolved the issue. On the other hand, if the fire is caused by the repeated
careless behavior of family members, it will probably happen again. The fire department
would have to devise an adaptive solution — fire prevention education — to convince the
family to correct their behavior to prevent future fires. In order to do this, the family

must recognize the need to make changes and address the issue of carelessness.
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The tendency to focus on technical issues as opposed to adaptive or strategic
solutions permeates the fire service and can lead to dysfunctional leadership (Heifetz &
Linsky, 2002, p. 14). As a result, people look for the fire chief to resolve all problems.
When people rely on top leaders to resolve or address adaptive change they tend to avoid
communication and conflicts, both of which are essential to managing adaptive
challenges (Heifetz & Linsky, 2002, p. 105).

Some may argue that the fire service should not be about the business of long-
range planning, strategic thinking, or creating “Blue Ocean Strategies.” Rather, it is a
first response organization whose service delivery only involves technical solutions.
Firefighters are in the business of putting fires out and their rapid responses and actions
have saved thousands of lives. This has earned the industry a top place on the list of
agencies revered by the public. Firefighters risk their lives daily to reduce damage and
save lives. Many in the industry feel that nothing further should be expected from these
heroes and if they are allowed to perfect the ability to respond and mitigate emergencies,
then there is nothing operationally that cannot be resolved. Indeed, the fire department

has enjoyed 200 years of successful service to the public.

However, lessons learned from past disastrous events prove that employing the
same short-term, technical solutions to complex and dynamic acts of nature and terrorism
are costly, deadly, and insufficient (National Commission, 2005, p.567). Events of this
magnitude are adaptive problems and technical solutions do not work on them. Adaptive
changes require experience, new discoveries, inclusion, collaboration, collective
leadership, and adjustments from a variety of organizations, businesses, and communities
(Heifetz & Linksy, 2002; 13).

The fire department is not alone in its application of technical solutions to
adaptive problems. On September 11, 2001, the United States was forced to face an
adaptive challenge that had been festering for years. For the first time, Americans,
collectively, felt vulnerable in the homeland. The initial tendency of government
officials was to treat terrorism as a problem of security systems. While military, police,
criminal justice and intelligence operations needed revamping, terrorism represents an

adaptive challenge to civil liberties and the long standing divide between Christian West
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and Muslim East (Heifetz & Linksy, 2002; 13). Moreover, the National Security System
does not easily facilitate the development and implementation of long-term,
comprehensive national security policies designed to diminish the probabilities of threats
before they occur (Locher, 2008).

Since 9/11, first response organizations in all disciplines have been struggling to
redefine their mission and establish their role in homeland security. What is glaringly
obvious is the fact that no one leader or organization is able to prevent or respond to
catastrophic disasters single-handedly. Mark Gerezon defined it best in his book titled
Leading through Conflict when he stated that there is a class of problems facing this
nation that cannot be solved by individual leaders or a single organization (2006, p. 199).
As is the case with homeland security, the fire service needs the coordinated participation
of many groups, including rank and file members, those from other first responder
communities, and those who may be unorganized and voiceless. And while there are
individual leaders who, formally and informally, command authority, leadership, in the
case of homeland security, cannot be reduced to any single person (Gerzon, 2006).
Accordingly, strategies designed to facilitate collaboration, interdependence, and
synthesis with other first responders as well as public, nonprofit, and business

communities is essential.

5. Strategic Planning and Change

If the fire service is going to move forward to ensure and enhance its role in
homeland security, its leaders must learn a new way of thinking. This new way of
thinking should be guided by both internal and external planning efforts, which will
ultimately result in a change from status quo service delivery. Rapid response and
recovery represent the traditional status quo service delivery mission in the fire
department. The culture is predisposed to a reactive response posture. Without a doubt,
firefighters take pride in how quickly they arrive on an emergency scene to mitigate a
crisis and protect the community. The larger the scope of the emergency, the more

equipment and resources are deployed to manage it. No one could argue that these
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strategies and tactics work very well in ordinary conventional fire emergencies; but they
are woefully inadequate in response and in preparation for catastrophic events (Doherty,
2004; Welch, 2006).

Presiding over an industry entrenched in tradition and accustomed to always
reacting to make a bad situation better, these leaders must understand and get their
members to understand that the cheese has moved. Who Moved my Cheese is a story
about change. It takes place in a maze and describes how two mice and two little people
deal with the fact that the cheese in the maze has been moved. Spencer Johnson, M.D.,
the author, uses cheese as a metaphor of what people want to achieve; in other words,
their goals. The maze represents where people spend time looking for what they want, in

other words, a strategic plan (2002, p. 94).

Like the two little people who are continually looking in the same place for their
cheese and caught up in the maze, many in the fire service believe that the mission and
focus of the fire service and its service delivery approaches should not be changed.
However, the environment has become more demanding and more co